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ABSTRACT 



A study of the: evolution of the jurisdiction ana administration 
of the remote Trust Territory of the Pacific Islands from its inception 
to the present. The role3 of the Department of the Interior and the 
Navy in the area of Micronesia since World War II are considered along 
with the development of policy responses to the ex-Japanese Mandated 
Islands. In view of the ever-increasing criticism in the United Nations 
about United States stewardship in the Trust Territory, much discussion 
is devoted to this vexing problem. The overall record of progress to- 
ward the goal of self-government for the inhabitants of the Trust Ter- 
ritory is evaluated anu comment made about the prospects for the future. 
New developments which portend substantial changes in the administration 
of the Islands are considered in some detail. Finally, a summary 
analysis indicates some of the courses of action which may be taken to 
improve both the position of the islanders and the Administering 
Authority, the United States. 
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PRcFACE 



This study deals with the scattered, but significant (those 
responsible for America's defense posture in the Free World might use 
the adjective "vital"), area of the Trust Territory of the Pacific 
Islands-- the scattered islands of Micronesia spreading across the 
Central Pacific. Formerly mandated to Japan, these groups of islands 
were placed under the United Nations Trusteeship System following World 
War II with the United States as the Administering Authority. 

While the Trusteeship System has run its full course in regard to 
most territories, it seems probable that the islands of Micronesia may 
remain under trusteeship for an increasingly embarrassing length of 
time. This paper focuses broadly upon this contemporary problem in an 
attempt to arrive at an evaluation of present policies and to suggest 
some alternative courses which might be explored. The United States 
appears to be in a position where it cannot let the Trust Territory go 
and, yet, cannot continue it as it exists today. 

To gain perspective on this area, it is essential to understand 
the role of the Interior Department and the Navy in the Trust Territory 
since the war, the development of policy within the government, the 
problems connected with review of United States administration by the 
Trusteeship Council of the United Nations and the overall record of 
progress toward the goal of self-government for the inhabitants of the 
Trust Territory. 
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It is lamentable, but true, that the area of Micronesia has been 
somewhat neglected by students of colonial administration in the past. 

This paper will attempt to shed some light on problems which have now 
almost forced their way into view. 

Although an earlier cut-off date had been planned, the signifi- 
cant changes, which took place in the Trust Territory recently, necessi- 
tated a cut-off date of August 1, 1?62. The reasons for the choice of 
this date will become evident as the reader progresses through the thesis. 

Credit for the idea of a study on the Trust Territory of the 
Pacific Islands must be given to Professor Robert R. Robbins, Professor 
of Government at Tufts University. His help and encouragement in the 
preparation of an earlier study on the Northern Karianas was of inesti- 
mable value in the preparation of this paper. 

The unexcelled opportunities in the Washington area for research 
in the field of Micronesia must be mentioned. In this regard, the 
dedicated members of the staff of the Library of Congress were more than 
kind. 

The assistance of Dr. John L. Taylor, Consultant on Territorial 
and Indian Affairs to the House Committee on Interior and Insular 
Affairs is very gratefully acknowledged. His efforts to provide mate- 
rial and encouragement all along the line will not be forgotten. 
Particularly helpful were interviews with Congressman Wayne N. Aspinall 
(D-Colorado) and Congressman John P. Saylor (R- Pennsylvania), ranking 
members of the Committee on Interior and Insular Affairs, Commander 
Chester E. Herrick, U. 3. Navy of the Office of the Chief of Naval 
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Operations (OP-09), Mr. Curti3 Cutter, Office of Political and Security 
Affairs (UNP), Department of State, and Mr. Delmas H. Mucker, former 
High Commissioner of the Trust Territory of the Pacific Islands and now 
Chief of the Division of Insular Affairs, Department of the Interior. 

The generosity of these officials both in matters of time and ideas is 
appreciated. 

To Mr. Calab Udui of Palau, at present on the staff of the Office 
of Territories, Department of the Interior, my sincere gratitude for his 
reflective comments on this thesis. The Trust Territory of the Pacific 
Islands will most certainly profit from his maturity and ability in the 
formative years to come. 

Finally, one should mention the advice so readily available from 
the members of the student's committee. Professor Mary E. Bradshaw and 
Professor Durward V. Sandifer of The American University. Without their 
penetrating review, this paper, in its present form, would not have been 
possible . 

Although the subject dealt with may hold a special interest for 
an officer in the United States Navy, the author, as such, had no 
service- connected background knowledge of it before embarking upon the 
study and had no axe to grind. The conclusions reached have been based 
on recent study and in no way are to be construed as official views of 
the Navy Department. It goes without saying that any errors of com- 
mission or omission are the author's own. 
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CHAPTER I 



AN OVERVIEW OF THE TRUSTEESHIP SYSTEM OF THE UNITED 
NATIONS WITH PARTICULAR EMPHASIS ON 
ITS GOALS AND FUTURE 

I. INTRODUCTION 

Before focusing specifically on the central subject of this paper, 
the Trust Territory of the Pacific Islands, it would appear desirable to 
afford the leader a brief sketch of the Trusteeship System of the United 
Nations. In the process of doing this, the niche occupied by the Trust 
Territory, our "sacred trust" in Micronesia, will be shown in proper 
perspective. 

The system once encompassed eleven territories under the adminis- 
tering authority of the United Kingdom, Belgium, France, New Zealand, 
Australia, Italy, and the United States. Today, only the United States 
and Australia remain as "Administering Authorities." In addition to the 
sharpened focus that this evolution places on the policy of these two 
countries toward their "trust," there will be at least two problems of 
significant magnitude which will have to be faced by the Trusteeship 
Council: (1) as the trusteeships under the cognizance of the Trustee- 

ship Council decline in number, a change in the organization and 
procedures of the Council may become necessary; (2) the goal of inde- 
pendence for such areas as Nauru, New Guinea, and the Trust Territory of 
the Pacific Islands may not be feasible in the foreseeable future. 
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Certainly it is an optimistic one. Therefore, a change in thi3 ex- 
pressed goal of trusteeship might be considered for these areas. 

II. THE SAN FRANCISCO CONFERENCE 

At the United Nations Conference on International Organization at 
San Francisco in 19U5, the principles of "sacred trust" and "interna- 
tional accountability" were afforded a hearing in a sympathetic and 
conciliatory atmosphere. It was recognized that the aspirations and 
advancement of the millions of people in dependent territories wa3 of 
immediate international concern and an integral part of any proposals 
for an international organization which would foster peace and security. 

At Yalta, President Roosevelt, Prime Minister Churchill, and 
Marshall Stalin had agreed that consideration should be given to the 
establishment of machinery for trusteeship which would apply only to 
mandates of the League of Nations, territory detached as a result of 
World War II and such other territories as would be voluntarily placed 
under it.* In the process of implementing this agreement at the San 
Francisco Conference, proposals on trusteeship were presented by the 
United States, France, China, Australia, and the United Kingdom.* 2 A 



*See Ralph J. Bunche, "Trusteeship and Non- Seif Governing Terri- 
tories in the Charter of the United Nations," U. S . Department of State 
Bulletin . Vol. XIII, pp. 1037-lOlUij and Elizabeth H. Armstrong and 
William I. Cargo, "The Inauguration of the Trusteeship System of the 
United Nations," U. S. Department of State Bulletin, March 23, 19h7, 
p. 3 for a corap leTe^nalysTsT ~ ' 

^Charmian Toussaint, The Trusteeship System of the United Nations 
(New York: Frederick A. Praeger, Inc., 1936), P* 2TT* see also Postwar 
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3 

synthesis of these five papers resulted in a final draft which was sub- 
sequent ly approved by the Conference. 

It is interesting to note that the political objectives outlined 
in the various proposals were the cause of much debate. Some delega- 
tions advocated independence as the goal of all dependent peoples. 

Other delegations were of the opinion that soae territories, because of 
lack of resources, could never attain full independence. The United 
States proposal advocated only self-government as a goal with the im- 
plication that independence would quite naturally come about for those 
peoples who were capable of its responsibilities. The British, taking a 
somewhat similar position, held that the degree of self- government would 
vary considerably because of cultural developraent, degree of civiliza- 
tion and the like.^ A compromise of sort3 was reached by providing for 
both goals of independence and self-government. 4 

In retrospect, this compromise has been quite significant as the 
growing temper of anti-colonialism, which could hardly be envisaged in 
19U5, has fostered the belief that independence alone is a proper and 
just goal for dependent peoples. Although it is naive to suppose that 
this evolution would never have occurred had the goal of trusteeship 
remained self-government (with independence implied but not stated), it 



Foreign Policy Preparation, 1939- I9h5 (Washingtons U. S. Government 
PrTntihr~OiTTce lS#>)7 pp. H^LjoT 

3 James N. Murray, Jr., The United Nations Trusteeship System 
(Urbanaj The University of Illinois Press, 1957), p. 3U. 

^See Article 76, Charter of the United Nations. 
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can be properly asked whether the change of mood toward a consensus 
among the underdeveloped countries that full independence was a "right 11 
regardless of existing conditions would have been quite so rapid. In 
addition, one can speculate as to the reason for the lack of specific 
provisions in the Charter for the administration and care of a trust 
territory having little capacity for self- government and, relatively 
speaking, none for meaningful independence. But this bespeaks the 
paradox; frequently one must deal with less than the ideal or seemingly 
rational in the field of international relations. However, one is com- 
pelled to note that when considering the problem of non-self-governing 
territories (areas which, in general, could be considered core viable 
than many proposed trust territories), this same Conference approved as 
an objective only "self-government. In addition, under the League of 
Kations Mandate System, "independence" was not established across the 
board as a goal for all Mandates but, rather, was restricted to only 
those considered capable of this status. If more restrictive, thi3 
policy, nevertheless, appears now to have been more realistic than the 
setting down of seemingly unattainable goals. 

Be that as it may, the Conference did, in fact, establish goals 
of self-government and independence; Chapters XII and XIII of the 
Charter were completed and the actual formation of a system for inter- 
national supervision of dependent territories became imminent. 

5u. 5. Congress, Senate, Committee on Foreign Relations, The 
United Mat ions and Dependent Territorie s, 81th Congress, 1st Session, 
Staff Study No. 9, p. li. ’ 
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Although agreement had been reached on the framework of trustee- 
ship organization, it is stating the obvious to note that the first 
order of business had to be the negotiation of some trusteeship agree- 
ments to bring into being trust territories. This was accomplished on 
December 13, 19h6, when, by resolution, the General Assembly, in accord- 
ance with Article 85 of the United Nations Charter, approved the terms 
of trusteeship agreements for New Guinea (Australia); Ruanaa-Urundi 
(Belgium); Cameroons (United Kingdom); Tanganyika (United Kingdom); 

Togo land (United Kingdom); Cameroons (France); Togoland (France); and 
Western Samoa (New Zealand). " This act also, by its very nature, estab- 
lished the Trusteeship Council. 

Under the provisions of Article 82 of the United Nations Charter, 
the United States on February 26, 19h7, submitted the text of a 
"strategic" trusteeship agreement to the Security Council. This strate- 
gic concept was a recognition of special circumstances whereby an area 
was considered to be of such vital importance to security that ordinary 
provisions of trusteeship could not apply. Under Article 63, the 
Security Council was to be responsible for all functions relating to 
strategic areas. As a practical matter, however, the Security Council 
has delegated all functional tasks to the Trusteeship Council. On 
April 2, 19ii7, the Council approved this strategic agreement fc ' the 

S. Congress, Senate, Committee on Foreign Relations, A Decad e 
of American Foreign Policy , 8lst Cong., 1st Sess., Sen. Doc. No. 123, 
"(Washington: til S. Government Printing Office, 195U), p. 1025. 
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former Japanese Mandated Islands; the Trust Territory of the Pacific 
Islands was a reality."^ 

On November 1, 19h7, the General Assembly approved a trusteeship 
agreement for the former mandate of Nauru. Although this agreement 
provided for joint administration by Australia, New Zealand, and the 
United Kingdom, most authorities held that, because Australia exercised 
the administration of the trust territory under Article 8l, she was, in 

O 

fact, the Administering Authority as provided for in the Charter. 

As Article 8l did not specify that an Administering Authority 
must be a member of the United Nations, it was held that Italy could be 
authorized to take under its protection its former colony, Somaliland. 

As will be recalled, Italy did not gain admission to the United Nations 
until December 1955. On November 21, 19h9, the General Assembly pro- 
posed placing Somaliland under the United Nations trusteeship system 
with Italy as Administering Authority for a ten- year period.' This time 
limit, rather than being an analytical computation based on economic 
growth et al , was more of a political decision and reflected, to some 
extent, Italy’s past role as an unsuccessful participant in World War 
II. 



7 See U. 3. Department of State, Postwa r Foreign Policy Prepara- 
tion, 1939- 19U5 (Washingtons U. 3. Government Printing Off ice) pp. 
WU3lTT5r‘ an analysis of the United States position on trusteeship. 

D 

°See Toussaint, og. cit . , pp. 97 and 207 for a complete dis- 
cussion of this point. 

^Lawrence Finkelstein, '' Somaliland Under Italian Administration : 
A Case Study in United Nations Trusteeship" (New York: Woodrow Wilson 

Foundation, 1955), p. 3. 
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After a particularly acrimonious debate of many months in the 
General Assembly, the agreement was approved on December 2, 1950. The 
Trusteeship Council now had under its cognizance eleven trust territo- 
ries. (The strategic Trust Territory of the pacific Islands is included 
in this number due to the Security Council's delegation of supervision 
to the Trusteeship Council.) 

III. THE TRUSTEESHIP COUNCIL 

Working under the authority of the General Assembly, the Trustee- 
ship Council is composed of all states administering trust territories, 
permanent members of the Security Council not administering trust ter- 
ritories, and as many other members as may be necessary to ensure that 
the number of members on the Trusteeship Council is equally divided 
between those members of the United Nations which administer trast ter- 

A 

ritories and those which do not. 1 

Although the Charter specifies that the Trusteeship Council has 
responsibility only for the formulation of a questionnaire on political, 
economic, social, and educational advancement of trust territories which 
provides the source of annual reports of the Administering Authorities, 
the scope of the Council has been enlarged to include, in actual prac- 
tice, the review of petitions, annual reports, and the dispatching of 
Visiting Missions to the trust territories. As might be expected, the 
Council can make only recommendations to Member States. 

1! ^See Article 86, Charter of the United Nations. 
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Although some questions were raised as to the legality of the 
procedure, the Trusteeship Council established two standing committees, 
the Committee on Administrative Unions (1950) and the special Petitions 
Committee (1952).^* * Although no provisions are made for such subsidiary 
organs in the Charter, the fact that the Council proceeded a3 if it 
possessed the authority resulted in a fait accompli of sorts, and it is 
doubtful if its right to do so would be challenged today. The argument 
has actually become academic as the Committee on Administrative Unions 
was dissolved on June 13, 1961, and the Petitions Committee was recently 
disbanded on June li, 1962. 

Representatives on the Trusteeship Council, although assumed to 

have some knowledge of the areas in question, are not independent tech- 

12 

nical experts as was the case in the League Mandates Commission. 
Political overtones, therefore, tend to dominate the proceedings of the 
Council; this is particularly true in regard to the all-encompassing 
issue of colonialism. No value judgment is implied at this juncture. 
Rather, only acknowledgment of anti-colonialism as a most significant 
aspect of trusteeship is intended. 

Annual reports submitted to the Trusteeship Council by the 
Administering Authorities in accordance with the Council questionnaires 
are periodically reviewed and a report, based on this review, is for- 
warded to the General Assembly. It is difficult to overemphasize the 

^Toussaint, og. c_it., pp. 176-177. 

* 2 U. S. Congress, Senate, Committee on Foreign Relations, The 
United Nation s and Dependent Territories , op . cit . , p. 6. 
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importance of these reviews. Coupled with the information provided by 
Visiting Missions and petitions from the peoples of the territories, the 
annual reports provide the core of the trusteeship system, permitting 
all parties to express and defend their views on existing or forecast 
problems . 



IV. PARTIAL FULFILLMENT OF THE GOALS OF TRUSTEESHIP 

As a measure of the success of the trusteeship system, it should 
be noted that eight of the original eleven trust territories are no 
longer under the Trusteeship System. This has not been accomplished 
without difficulties nor can it be said that further problems are un- 
like ly. 

The first trust territory to achieve the basic objectives of 
trusteeship was Togoland which, under the auspices of the United Kingdom, 
joined with the Gold Coast to form the State of Ghana on March 6, 19U7.*3 
The Caraeroons under French administration became the Republic of 
Cameroon on January 1, I960; French Togoland became the Republic of Togo 
on April 27, I960. Although on January 6, I960, a representative of the 
United Nations Mission to Italian Somaliland voiced deep concern about 
economic conditions faced by Somaliland, it was determined that inde- 
pendence should not be delayed. Accordingly, Somalia came into being on 
July 1, i960. On June 1, 1961, the northern section of the British 

1 3ihe International 196 1 Yearbook (New York: Funk and Wagnalls, 

Co., 1961)"," p. LU5. The "explanatory information in this section is a 
synthesis of this Yearbook ; The New York Times , Facts on File 1957 - 1962 ; 
and P olitical Handbook of the World (New York: Harper and Brothers, 1961). 
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Cameroons attained its independence by joining the independent Federa- 
tion of Nigeria. Although Nigeria had indicated some desire to absorb 
the Southern Cameroons, the people of this larger portion of the trust 
territory decided otherwise and, on October 1, 1961, it became the 
western province of the Republic of Cameroun. Tanganyika under British 
administration attained internal autonomy in September, I960, and at- 
tained independence on December 9 , 1961. In the Pacific, Western Samoa 
under New Zealand administration has had internal self-government since 
I960 and actaineo its independence on January 1, 1962. It still retains 
close ties with New Zealand, however. 

Ruanda-Urundi has had a checkered career. One cannot help but 
speculate as to the effect of the Conge dilemma on the movement of 
Ruanda-Urundi toward independence . Certainly it slowed progress to .some 
extent. However, in spite of difficulties, it became independent on 
July 1, 1962, as two separate countries, Burundi and Rwanda. With the 
movement of Ruanca-Urundi out of the Trusteeship System, only three 
isolated Trust Territories remained. New Guinea, Nauru, and the Trust 
Territory of the Pacific Islands. Their future status i3 far frera clear. 

V. THE SQUARE PEGS OF TRUSTEESHIP 

The Trust Territory of New Guinea encompasses an area of 93,220 
square miles with a population of approximately 2 million. Joined with 
the Australian dependency of Papua in an administrative union, it makes 
up the eastern half of the island of New Guinea with West New Guinea 
(West Irian), under Dutch control, making up the western portion. In 
addition, the New Guinea trust includes the islands of the Bisnark 
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Archipelago and the two northernmost islands of the Solomons Group. 

The area is tropical and very mountainous. Indigenous languages number 
in the hundreds. Mineral resources, including some gold, lend them- 
selves to further development. However, only the most optimistic 
proponent of increased responsibility for dependent peoples could fore- 
cast either self-government or independence in the near future. This 
is not surprising when one considers that a large part of the population 
live under near Stone Age conditions. Responsible officials talk in 
terms of at least another generation even for self-government. Be that 
as it may, the Trusteeship Council has repeatedly suggested that target 
dates be set for political, social, and educational development, as well 
as eventual self-government and independence for the trust territory. 

The mid-Pacific atoll of Kauru remains as even more of a problem. 
Some indication of its possibilities for self-government or independence 
can be gained froa the fact that its population numbers only 2 t h 91 and 
its area covers only eight square miles. Phosphate is almost the sole 
asset of the island, and reserves of this will be exhausted in approxi- 
mately thirty years. Already the Australian Government is looking for 
a resettlement location. 

With these facts in mind, it becomes difficult to envisage any 
meaningful implementation of the Charter as regards self-government or 
independence for Kauru. It should be noted, however, that Mr. Hammer 
de Roburt, head chief of the Nauruans, made such a plea before the 
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latest session of the Trusteeship Council.^ Whether the hard facts of 
conouiics will make such a status almost impossible to attain can be 
argued. 

Spread over some three million square miles in the Western Pa- 
cific is the Trust Territory of the Pacific Islands, the central subject 
of this paper. Some appreciation of spatial relationships in Micronesia 
can be gained from the realization that within this vast area (roughly 
equivalent to the size of the United States) 2lUl islands exist. The 
problems of administration due to transportation difficulties alone are 
enormous. But the Trust Territory will be considered in detail below. 
Problems of transportation and communi cat ions alone make any considera- 
tion of independence in the near future less than meaningful. 

VI. THE PROBLEM OF COMPOSITION OF THE TRUSTEESHIP COUNCIL 

The decline in the number of trust territories has been outlined 
and some comments have been made on problems within the remaining ones. 
Discussion may now be appropriate on the effect of this decline and 
these problems on the composition of the Trusteeship Council. As has 
been noted, under Article 86 of the United Nations Charter, the Trustee- 
ship Council consists of: members of the United Nations that administer 

Trust Territories (now two)j permanent members of the Security Council 
that do not administer Trust Territories (four)j and enough other mem- 
bers elected by the General Assembly for three years to ensure that tbs 



l^The New York Times, July 8, 1962. 
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total number of aethers of the Trusteeship Council is equally divided 
between those members that administer trust territories and those that 
do not (should be two). 

The present Membership of the Trusteeship Council (10) consists 
of France, the United States, the United Kingdom, the Union of Soviet 
Socialist Republics, China, Australia, Belgium, Hew Zealand, Bolivia, 
and India. Therefore, in terms of the Charter, the Council is improp- 
erly constituted; at best, only eight members should be permitted. 
However, France and the United Kingdom, although no longer Administer- 
ing Authorities, qualify for membership as permanent members of the 
Security Council. If the Trusteeship Council maintains a membership of 
ten for 1962, it will continue to be in violation of the Charter. How- 
ever, if the membership should be reduced to four, the principle of 
parity and the principle of the inclusion of the members of the Security 
Council in the Trusteeship Council will clearly be in conflict. The 
Council, therefore, is on the horns of a dilemma. If 1961 is any indi- 
cation (twelve members were authorized but membership totaled thirteen), 
the Trusteeship Council will maintain its present levels. The General 
Assembly, at its 979th plenary meeting on April 7, 1961, decided to 
retain its membership at thirteen. ^ 

This exercise in addition and subtraction is included to demon- 
strate both the success story of the Trusteeship Council and, at the 
same time to point out some of the many problems which will crop up as 



l *U. N. Doc. A/U63U/Add. 1. 
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efforts are continued to find ways to bring llzu Guinea. Nauru, and the 
Trust Territory of the Pacific Islands along the road to fulfillment of 
the goals of trusteeship. 

VII. THE GOALS OF TRUSTEESHIP 

Another side of the coin of diminishing numbers of territories is 
the question of the applicability of the present goals of trusteeship to 
such areas as Nauru, the Trust Territory of the Pacific Islands and, for 
the foreseeable future at least, New Guinea. Self-government or inde- 
pendence is still the objective of all trusteeships. Even this state- 
ment must be qualified to reflect the fact that self- government and 
independence are treated by many members of the Trusteeship Council as 
one and the same thing; some members consider only independence as a 
proper goal. With these attitudes in mind, one needs to ask if the 
three areas in question can ever qualify and whether the two Administer- 
ing Authorities will not be placed in a most awkward and embarrassing 
position when attention is primarily focused on their efforts to attain 
the objectives provided for in the Charter? 

Certainly it is conceivable that, in the future, New Guinea could 
reach a level of competence either by unification with Papua and West 
New Guinea or with Papua alone so that independence might be possible. 
The Trust Territory of Nauru holds little hope for independence. The 
Trust Territory of the pacific Islands holas scant promise for indepen- 
dence. The problems of comuni cat ions are overwhelming; furthermore, 
there is little evidence that the people even desire such a status. 



, — . t* ■ . *.«■•* ( * ■ 

* i l~-», y*J 

i 

- • v 

• ■■• 

’- » f t ^ » * t .- J * v * ••*-' 

... • - 1 
„ . v .. . . •> - . iJ» ■; •-* 

I ' i ’■ . 

. , j i r ' ‘ v, 

1 . • 1 ■ i , 1 . • . v ' 

:.t ' ' ■ . - '* f , i, i. . . v ) >. 

j »u j • it ■ ' li 'if j ¥ ^ '■ i . »•■*;«■ • “ • ■ Mi'H 

5' * r»- U t. i r-a • i* v£ Jti 

. 

. u •• >-*l ..i L« ft L J » » < ‘ *4 . ; - 

. t ■ . . v. .... • <-* 

- ■•'* -** 

|i . . •* i i . :■ w ■ rt v V 1 rti 



IB 



From the foregoing discussion, several considerations seem to 
flow; First, the very keystone of the Trusteeship System, the objec- 
tives, do not appear to reflect a true picture of reality today. 
Independence does not appear likely for the soon- to-be remaining terri- 
tories for a considerable period, if ever. Also, setting an unrealistic 
goal for the Administering Authorities can only result in embarrassment, 
irritation and, conceivably, some lessening of concern for the actual 
welfare of the dependent peoples, as the Kember States, through United 
Nations pressure, are pushed too rapidly to achieve the objectives of 
trusteeship. With this in mind, it might be maintained that a revision 
of Article 76 of the Charter to provide for "self- government'’ instead of 
"self-government or independence" could be considered by the United 
Nations. 

In addition, considering that the number of Administering Au- 
thorities has been reduced to only two States, there are those who main- 
tain that 3uch territories as New Guinea, Nauru, and the Trust Territory 
of the Pacific Islands, in view of their continuing dependent status, 
would be managed better by the United Nations under Article 8l of the 
Charter rather than by Australia and the United States who, because of 
unrealistic goals would be under constant fire to progress ever more 
rapidly. There is some merit in the idea of a United Nations Commission 
of international civil servants, knowledgeable in trusteeship matters, 
managing the affairs of dependent areas not capable of sustaining them- 
selves. This bears some similarity to the League of Nations system. 
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The reaction of Australia and the United States to such a pro- 
posal cannot be stated, of course, with any degree of certainty. 

However, the reaction would probably be a negative one. There is little 
evidence that the peoples of these areas would welcome such an arrange- 
ment; there is even less indication that either Administering Authority 
would be willing to give up certain rights attendant to their steward- 
ship. 

Other aitei'natives are open, however; and, although the final 
status of liauru and Mew Guinea are beyond the scope of this paper, the 
status of the Trust Territory of the Pacific Islands will oe Its main 
concern. To a more complete discussion of this vast area, we now turn. 
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CHAPTER II 



THE PROBLEM AND ITS BEGINNING 
I. BACKGROUND AND HISTORY 

Consideration of problems relating to United States administra- 
tion of the Trust Territory of the Pacific Islands invites attention to 
certain inescapable facts: (1) land areas are small and spread over a 

large ocean area; (2) a common language, culture, tradition, or feeling 
does not exist at presentj and (3) economic resources are meager at 
best. Those who are familiar with the Pacific Islands are abundantly 
aware of the spatial nature of the Trust Territory and the tremendous 
problem of communication. The Caroline and Marshall Islands and all of 
the Marianas, except Guam, are referred to officially as the Trust Ter- 
ritory of the Pacific Islands. 1 As has been noted, this vast area 
covers three million square miles, about the size of the United States 
or Australia. It has some 96 island units, various small islands or 
island clusters which nuraber about 2,lUl separate islands with a land 
area of only 687 square miles. By comparison, the State of Rhode Island 
contains about 1,060 square miles. Sixty- four of the island groups are 
regularly inhabited. 

*See U. S. Department of State, lljth Annual Report to the United 
Nations on the Administration of the Trust Territory of* the Pacific 
Is lands "(Washington: y, Government Printing Of'fice, 19o2)j and 

United Nations Visiting Mission Handbook of Information on the Trust 
Territory of the pacific Islands (Guam: Office of the High Commissioner, 

1961 ) for a more complete" desc'r ipt ion of the Trust Territory. 



2lnfra, Appendix T. 
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The Trust Territory is divided into seven Districts* Palau, Yap, 
Rota, Jaipan, Truk, Ponape, and the Marshall Islands. Major population 
concentrations are found around the administrative centers of these 
Districts and the population totals approximately 77,913. Extending 
from latitude 1 degree to 20 degrees north and from longitude 130 de- 
grees oo 172 degrees east, the Trust Territory measures 2,700 miles east 
to west and 1,500 miles north to south. The approximate center of the 
area falls at Truk in the Carolines. Truk is almost 5,000 miles south- 
west of San Francisco and 2,000 miles east of the Philippines. 

Guam, the southernmost island of the Northern Marianas and also 
the largest, has been an American possession since 1898 and, therefore, 
is not a part of the Trust Territory in the political sense, but cer- 
tainly is in the ethnic, geographic, economic, and social sense. 

The term "Kicronesian" is frequently used synonymously with 
"Trust Territory of the Pacific Islands." This is not precisely correct 
albeit understandable. The many different island groups are subsumed 
for convenience under the general term "Micronesian" or "People of the 
little islands," but the inhabitants of the southernmost islands, 
Kapingamarangi and Nukuoro, culturally are pure Polynesian. It should 
also be noted that the Gilbert and Ellice Islands are part of Micronesia 
although not included in the Trust Territory. Kith these clarifications, 
the term "Micronesian" will be used frequently to designate all the 
peoples of the Trust Territory throughout this paper. 

The majority of the islands are composed of terraces of coral 
limestone over a submerged volcanic base. In many instances, hundreds 



a 



■ - : • 





.*t« tJarn 






. 


- 


<■ OTrt , 1«K^ 


»in i* 


.. . 


i 








• 


•1* « b* A* * "■ • * 






• li 


ili . 




» ^ 












. * . : ' * * 

' 

. -L ..•••- • . ' *• ’ - T 

... -,3 i ■ ' ' * * 

• 1 ^ * *i * 

* • ,C 

*• *.*•'•••• •' ' ■ ' - ' ‘ i 
«| ■»«.** » . ' * 1 
i t . * -Hi •« ' * - » 

imO iiii • 

♦ . » . ■ ■ ' ' *** - - ' 1 - * W 

^ , I *1 I «, •***"« . 1 - > *' ■ * ■* 

#<• ‘.j jl X . ' . ■• - t * * . I 



19 



of miles of ocean separate islands classified as neighbors. Adainistra- 
tive centers are located up to 1,000 ailes apart. Not all of the islands 
are completely flat as witness Agrihan Island (3,166 feet) in the 
Marianas and Ponape (2,579) in the eastern Carolines. 

The climate of the Trust Territory is tropical with relatively 
uniform temperatures and barometric pressures. The average temperature 
is 78 degrees. As might be expected, however, tropical disturbances 
have caused severe damage on occasion. For instance, typhoons struck in 
the Marshalls and in the Eastern Carolines in 1957 and 1956 causing 
widespread damage. But, in general, the climate is healthful with no 
epidemic diseases— such as cholera, yellow fever, or malaria. 

Tie Micronasian is of medium stature with brown skin and wavy to 
straight hair. Mongoloid features are more evident in the peoples of 
the West and Central areas. Australoid characteristics are found in 
the southwest islands while Polynesian ones occur in many of the low 
islands groups. As an ethnic group, the Chamorro of the Marianas stands 
somewhat apart. The old Micronesian base of a fish and gardening economy 
and an emphasis on ancestral ties was modified by cultural intrustions 
from Spain, the Philippines, Germany, Japan, and the United States. 3 
The name "Chamorro 51 has been used since early Spanish times and is said 
to be derived from the Marianas verd for a high chief or ncble 
(Chamorri). One notes, however, that the people of Saipan seem to pre- 
fer to be known as Saipanese rather than Chamorros. ^ 

3Arthur L. Dean (ed.), "Issues in Micronesia" (New York: American 
Institute of Pacific Relations, 19^7), p. 10. 

%. S. Department of State, 12th Am ur al Report to che United 
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Although there are .similarities of an ethnological, linguistic, 
religious, and social nature among the various a roupings, it cannot be 
held that a common culture ever existed or, indeed, exists today. 
Variation extends to the language diversity of Micronesia. Hine Bajor 
languages exist with various regional dialects. 

In political and social structure common features do exist. With 
some few exceptions matrilineal organization has been the pattern. All 
children inherit land from their mothers. There appear to be no "land- 
less" people. Land, as might be expected, takes an overriding importance 
as the foundation of prestige and social position. 

The area of the Trust Territory was explored by various Spanish 
and Portuguese explorers during the 16th century. Ferdinand Magellan 
discovered what is now Guam in 15>21 but Spanish rule did not begin until 
1668. Gradually the area near Guam was more thoroughly explored and, 
many year3 later, in honor of the Queen of Philip IV, Maria Anna, they 
were named the Mariana Islands. The Portuguese discovered Yap and Ulithi 
in 1526. Later Spanish explorers exploring thes^ and other nearby 
islands named the area "Carolina" in honor of Charles II of Spain. The 
Marshalls were named after English Captain Marshall who made a voyage 
throughout the area in 1788. Kith the exception of Guam, which became a 
regular port of call for Spanish vessels, the rest of the area received 
little attention until the latter part of the 19th century. 



Hat ion s on the Ad mjgni s_t r a ti on of the Trust Territory of the Pacific 
Islands "(WasTTIngtont U. 5 . Government Printing Office, 190Q), p. ij. 
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The main objective of the Spanish appeared to be the conversion 
of the natives to the Roman Catholic faith plus the maintenance of 
orderly government so that Spanish vessels could continue their use of 
Agana as a food and water stop. 

German traders gradually moved into the area and, by 1885, 

Germany had assumed a protectorate over the Marshalls. In the same 
year, inroads were made in the Carolines. Spanish opposition, as might 
be expected, was immediate, and the matter was referred to Pope Leo XII 
for adjudication. The sovereignty of Spain was confirmed but Germany 
was awarded substantial rights in the area. 

In 1898, after the war with Spain, the United States acquired 
Guam. Spain, weakened and unable to fulfill its obligation in Micronesia, 
sold Germany her other Pacific island possessions in 1899. In general, 
the standard of living of the natives was improved by German adminis- 
trators who did not attempt to upset the patterns of native culture, but 
concentrated on economic matters. The outbreak of World War I marked 
the termination of German influence in the area as the Japanese Expedi- 
tionary Squadron moved into Micronesia in October 19lU and a military 
administration was set up. 

On December 28, 19lU, a provisional Naval Garrison took over 
matters of defense and administration, and the islands were ruled in 
this manner until 1918 when a Civil Administration Department was set 
up with six administrative stations.^ However, this department remained 

^Luther Harris Evans, "The Mandates System and the Administration 
of Territories under C Mandate" (Unpublished Ph.D. thesis, Stanford 
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under the control of the naval forces.^ As we shall see below, a pro- 
cedure similar to this was presented to the United States Congress when 
the islands came under American jurisdiction. 

The Germans had governed Micronesia with only twenty-four to 
twenty-five officials. The Japanese established a comprehensive organi- 
zation which eventually numbered 9l>U. ‘ Local chiefs were permitted to 
exercise their powers provided there was no interference with Japanese 
interests. This meant, in reality, that their say in the actual govern- 
ment of the area was minimal. However, a village or town council system 
was established in 1932 in order to centralize local administration.® 

On December 17, 1920, the jurisdiction of Japan in the Carolines, 
Marshalls, and Marianas (except for Guam) was confirmed by the League of 
Nations which assigned to it a Mandate over these three island groups. 
After extensive negotiations concerning certain rights the United 
States claimed on the island of Yap, a treaty with Japan was signed at 
Washington on February 1, 1922, recognizing the latter's mandate.'' 

The Provisional Naval Garrison was replaced in April, 1922, by 
the South Seas Bureau under the supervision of the Prime Minister of 



University, 1927), p. 33U. 

^Rupert Emerson and others, "America's Pacific Dependencies (New 
York: American Institute of Pacific Relations, 19h9), p. 110. 

7 

'Tadao Yanaihara, Pacific Islands Under Japanese Mandate (London 
and New York: Oxford University Press,*’l9li0) , p. 2 f>9. 

S Ibid ., p. 262. 

?See Evans, "The Mandates System and the Administration of Ter- 
ritories under C Mandate," 0£. cj_t., pp. 3h3-3hS for a complete discussion. 
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Japan. Political affairs continued under the direct control of the 
Japanese. Although fortifications were forbidden under the provisions 
of the League of Nations, the Japanese began to strengthen defenses in 
1938. This year also narked an end to the submission of annual reports 
to the League of Nations. As is well known, the area was used exten- 
sively in World War II for military purposes. 

Economic development was by and for Japan. Japanese nationals 
were imported in vast quantities; sugar plantations were established; 
private enterprise was encouraged through the extensive use of sub- 
sidies. Although there are those who claim that Japanese rule was very 
beneficial to the Micronesians, it doe3 appear that, on balance, 

Japanese basic policy was something less than humanitarian toward the 
natives. Sugar plantations provided the ingredient for alcohol to fuel 
torpedoes; mining providedbauxite to furnish the aluminum for airplanes. ** 
In the process of exploitation from 1920 to 19l*0, however, beneficial 
aspects developed. Roads, harbors and docks were built; lands were 
cleared and crops planted. Sugar cane acreage, 1,101* in 1920, was 
increased +0 30,1*00 acres by 1938. Commercial fishing was developed to 
a most commendable extent reaching a level of 100,000,000 pounds of fish 
products yearly exported to Japan. 

l^Departnent of State, 12th Annual Report to the United Nations 
on the Trust Territory of the Pacific , op . cit. , p. ?. 

l lTitae Magazine , June 23, 19ol, p. 25. 

*^See Emil J. Sady and others, Report of a Transportation Survey 
on the Means of Establishing Sea and Air Transportation in the Trust 
Territory under Civilian Administration for the U. S. Department of the 
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One must reiterate, however, that the Micronesians shared in this 
economic development only in a very tangential manner, perhaps the 
Japanese scholar, Tadao Yanaihara, summed up the prevailing attitude of 
the ruling class best by noting: 

Viewed from a realistic, utilitarian point of view, it may 
seen more profitable for the government to leave the natives 
to dwindle naturally and let the Japanese immigrants fill their 
place .... No country on earth can be expected to administer 
a colony purely or solely for the protection of the natives.* *’ 

Certainly such a philosophy is almost diametrically opposed to current 
thinking on the rights of dependent peoples, and such a posture would 
hardly square with traditional United States concern for the basic worth 
of the individual. Furthermore, one needs to consider the variety of 
the various considerations which have gone into United States policy to 
prevent exploitation of the local inhabitants which have tended to dis- 
courage further economic activity. Our anti-colonial tradition and long- 
standing record of sympathy and understanding toward dependent peoples 
would not, even in the era before World war II, have permitted the 
United States to pursue an economic policy at the expense of the 
Micronesians. 

Allied conduct of the war against the Japanese resulted in the 
establishment of the United States position in the Japanese islands by 
right of conquest. Japan surrendered on September 2, 19U5 and, as 
American troops occupied each island, "it became subject to U. S. 



Interior and the Department of the Navy (Washington: U. S. Department 
of the "Tnte r i or , April, 19f>077 PP* 9b - 96 for more complete information 
on Japanese exploitation. 

*3yanaihara, op . cit . , pp. 298 and 30 I 4 . 
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authority in accordance with the international law of belligerent occu- 
pation until July, 19ii7, when the islands formerly became a U. N. Trust 
Territory.” xt was inconceivable at the tiQe, and no serious thought 
has since been given to the idea that these islands should ever revert 
to Japanese administration. 

Under the Atlantic Charter, the United States pledged itself to 
"seek no aggrandizement, territorial or otherwise.” As Admiral William 
D. Leahy has stated in his autobiography, I Was There , this was a fixed 
principle with President Franklin Roosevelt. The President believed 
that the United States should place any bases essential for Its security 
under the control of the United Nations. This view was far from being 
generally acceptable at that time. Admiral Leahy, as did most military 
men, disagreed vehemently with this proposition. Then Secretary of the 
Navy James Forrestal indicated in a diary entry on July 7, 19UU, less 
than enthusiastic approval for United Nations control by writing in 
part, ". . .it seems to me a sine qua non of any postwar arrangements 
that there should be no debate as to who ran the Mandated Islands. 

He continued to press his objection to anything less than full United 
States control of the Pacific Islands in the ensuing months. 

The evidence of difference within our government over this issue 
is indicated by the extended interval between the time when we played 

^Department of State, lUth Annual Report to the United Nations 
on the Trust Territory of the pacific Islands , p.”"7. 

l^walter Hillis (ed.). The Forrestal Diaries (New York: The 

Viking Press, 1951 ), p. 8. 
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such a positive role iri the development and inauguration of the Trustee- 
ship System of the United Nations and cur coming forward with proposals 
to place the former Japanese mandated islands under the Trusteeship 
System. 

By the Cairo Declaration of 191*3, the United States declared that 

they "coveted no gain £° r themselves and had no thought of territorial 

expansion. Nonetheless, a Gallup Poll published Kay 23, 19iiii, when 

war in the Pacific was at its height, indicated that 69 per cent of the 

American public desired to "keep Micronesia and also the islands owned 

or controlled by Britain and Australia which the United States had 
18 

captured." Only limited significance can be attachec to this sampling 
of American opinion since no alternative to annexation appears to have 
been offered in this poll. 

Although the structure of a United Nations Trusteeship System had 
been formed, the fundamental question for the United States as to whether 
the Japanese mandated islands should be placed within this system or 
annexed had not been answered. Support for United States retention of 
the islands was provided for by a Sub- Commit tee for Pacific Bases of the 
Committee on Naval Affairs of the House of Representatives. In a formal 



^•^For a comprehensive outline cf United States efforts to develop 
a Trusteeship System (efforts that were materially added by one of the 
student's advisors, Dr. Durvard V. Sandifer) see Postwar Foreign Policy 
Preparation , 1939 - 19U5 (Washingtons U. S. Government Printing Office, 
1^50T7^ppTh2t^3Tr^60 } 688, and passim . 

^Emerson, og. cit . , p. 119. 

•^Huntington Gilchrist, "The Japanese Islands* Annexation or 
Trusteeship?" Foreign Affairs , Vol. XXII, p. 61*2. 
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report submitted in August, 19i)5, it reco* n ed that in the inter st o 
the security of the United state-, the -estern te <i 3 phcre, and the peac 
of tile Pacific, the Unite, stales should Keep at least a dominatiry con- 
trol over the Japanese mandated islands.^ Th: leport reflected the 
oeep interest ana the concern within various quarters of the govern>iicnt 
in support of the idea of retaining United ; tales control over the 
islancs base-* on security considei ations. The i-avy and the ar Depart- 
ments, as ighi be expected, were disturbed about the preparations for 
•'trusteeship or internalization of the Pacific Islands.’ t ~' The Dcoart- 
ment of the Interior, on the otter hanu, could see in the islands 
anotter possibility for its administration. The military position was 
succinctly stated in a ” e<*.orandua for the 'ecretary of State' fron the 
Secretary of War Henry L. Stimson on Jan ary 23, 1915: 

/The Pacific Islands/ ao not really belong in such a classi- 
fication /colonial areas/. Acquisition of them by the United 
States does not represent an attempt at colonization or 
exploitation. Instead it is r.er^ly the acquisition by the 
United states of the necessary bas s for tv defense of the 
security of the Pacific for the future world . To serve such a 
purpose they must belong to the United States with absolute 
power to rule and fortify them. They are not colonies; they 
arc outposts, and their acquisition is appropriate un:ler the 
general doctrine of self-defense by the pov.r which guarantees 
the oafety of that area f the world. 21 



19 

'tiserson, op. cit . , p. 11J. 

2 ^uorothy Richard, Uni ted States .aval Administration of the 
Trust Territory of the Pa c ific Is Vo is., Vas Kington; U 

Govenf nt" PrfntTng'cTf i c c , T55?T, _ p. 53. It Aiiyht be noted that - 
third volume is now in preparation. 

21 

James K . urray, Jr., The United Nations Trusteeship 'yst 
(Urbana: The University Press, TlbTJTT* 



